Nineteenth-century housing was not all gloom and doom. For significant elements of the nation the standard of comfort and material welfare improved substantially.
outing to the seaside was for many a realistic one, 5 while the growth of organized sport created leisure possibilities, as did the expansion of clubs and other social activities.
initiatives; 11 third, municipal intervention including housebuilding; 12 fourth, town, garden-city and other Utopian planning efforts. 13 Most numerous have been the philanthropic, civic and planning studies, implicitly conveying the impression of improving living standards for the working class. This paper re-asserts a pessimistic view of the extent of such improvements, and argues that unless and until the Victorian ideology of nonintervention was put permanently aside, then the problem of housing the working class would be an enduring one. It also argues that such improvements as had taken place were both marginal in respect of the problem and limited to the income group of the artisans and above.
In a society geared towards systematized production in an increasing range of fields -whatever the reservations about Britain's comparative technological performance in the late-Victorian period 14 -the subordination of craft skill to repetitive machine production was a powerful force for maintaining and enlarging the pool of unskilled labour as hostage to the vagaries of the trade cycle. For employers trade-cycle fluctuations were largely offset by forcing adjustments upon labour through lay-offs; for labour such frequent and sometimes extended bouts of unemployment meant a reduction in the average affordable rental, and the meanness of living conditions for much of the working class reflected this. During the nineteenth century the highest proportion of income spent on accommodation came from the poorest-paid, a position which was intensified as rentals tended to account for a rising percentage of income as the nineteenth century progressed. 15 For the unskilled in particular, but for a broader working-class group too, exposed to the unrestricted workings of the labour and housing markets, unprotected by social legislation inhibiting the operation of either, in the absence of powerful trade unions to boost basic income levels and with re-distributive taxation inconceivable, nineteenth-century living conditions remained mean.
I
On the eve of World War I significant proportions of British society had only limited access to running water and sanitation; many were subject to severe overcrowding. 16 Individually such problems represented personal housing crises, if only because of the related difficulties which they spawned -public-health hazards, disease, lower life expectancy, high infant mortality, physical deformities, child-battering, moral degeneration, and alcoholism. 17 If the level of analysis is aggregative rather than individual, the "housing problem" is shown in clearer relief, its magnitude exposed. In 22 out of 29 London registration districts the persons-to-houses ratio increased between 1851 and 1881 to an all-time high of 7.85 in 1881. 18 In Scotland the same ratio increased by 47% in the period 1801-71. 19 Londoners, "more than the entire population of Liverpool, Manchester, or Birmingham, were living in overcrowded conditions." 20 In those cities too, on the overcrowding standard of "more than two per room" some 10-12% of the urban population was overcrowded, and in the boroughs of Northumberland and Durham the proportion was in excess of 30%. 21 All this paled into insignificance when the 1911 census showed 55.7% of Glaswegians (420,000 souls) living more than 2 to a room. 22 More than 1.4 million (47.6%) Scots in burghs of 2,000 or more lived at a similar housing density, and nearly 10% of the population north of the border lived in one-roomed houses. The impact of poor housing on physical and mental degeneration can be partly observed in Table 1 , although, it is important to stress, not wholly determined by adverse housing circumstances. A similar relationship was shown to exist between housing density and alcoholism in a London County Council report, and elsewhere a systematic link between housing density and child battering has been demonstrated. 24 Overcrowded housing conditions figured most prominently, however, in analyses of disease. Urban congestion, the proximity of neighbours or, as one author called it, "the contagion of numbers", 26 was understandably correlated with high death rates, as can be seen from Table 2 -the more densely packed the urban population in back-to-back terraced houses, the higher the death rates in such areas. Furthermore the relationship between death rates and ventilation can be seen both in so far as back-to-back houses restricted ventilation in comparison to through houses, and according to street width, where mortality rates were inversely correlated with the distance between houses.
27
The effects of such hostile living conditions were insidious at the personal level, socially serious at the aggregate level. Overcrowded housing, often 7 or 8 persons per house in Central London, 28 disinclined adolescents to remain in the house in the evenings, and their street activities moved quickly in the passing of a few years from innocent street games to hooliganism, organized street crime and prostitution. 29 Undisciplined at home, attendance at school was frequently sporadic and the ability to hold down regular employment questionable. Further limitations to employment prospects stemmed from reduced physical vitality, a deterioration which set in during childhood, where in height and weight children from overcrowded houses were conspicuously smaller than their contemporaries from larger houses, as Table 3 shows.
Glasgow boys from one-roomed houses were thus on average 10% smaller and 22% lighter than boys from four-roomed houses; girls were 11% smaller and 27% lighter than their counterparts from four-roomed houses. 30 The rustic architecture of Lever's Port Sunlight model village on 25 The Times, Aged 7, 11 or 14, boys in Port Sunlight were from 6-11% taller than their Liverpool contemporaries; their weight was from 15% greater aged 7 to an average 44% greater aged 14. 32 In the light of such data, particularly for inner-city areas in relation to suburban and working-class communities sited away from the urban environment, it is perhaps more comprehensible why so many Boer War recruits were rejected, and why British social policy at the beginning of the twentieth century shifted emphatically in favour of the protection of children through school meals, milk and medical inspection as well as through midwifery and day care. 33 
II
Whatever the attempts to deal with the "Housing Problem", "Rookeries" or other evocative descriptions of Victorian housing, the magnitude of the problem remained seemingly intractable. 34 As the data in Tables 1-3 show, whatever the limitations which might have been imposed during the Victorian era, the Edwardians inherited severe environmental problems in the cities. And these problems were recognized and variously perceived by numerous groups. To the ratepayer hospitals for infectious diseases, lunatic asylums, workhouses and poor relief represented substantial capital outlays and recurrent charges raised from local taxation. 35 For example, the total capital expenditure on institutional building has been estimated at £32 million by 1905, 36 and although the total disappearance of such financial obligations would be impossible, attention to the impact of defective housing on the inmates population was seriously urged on the grounds of ratepayers' economy. Furthermore the loss of employment due to sickness and premature death on account of preventable disease disposed those who observed the faltering performance of the British economy after 1870 to argue for improved environmental conditions in general and housing reform in particular. From trade unions, too, the effects of inadequate housing drew expressions of alarm. Between 1892 and 1901, 100 principal trade unions spent more than £2.5 million on sickness benefit, 38 a drain, partly unavoidable of course, on their resources at a time when their legal status, the protection of their funds against actions for damages and the legality of picketing were central to their existence. Drains on their financial resources from whatever source were undesirable. Friendly societies, also, found themselves paying out substantial sums -£3.25 million in 1904, for example -equivalent to £1 per member.
39
The housing problem in Victorian Britain could not be more effectively represented than through the moral crisis revealed in A. Mearns's The Bitter Cry of Outcast London, published in 1883. 40 A trio of congregational clergymen combined to describe hostile housing conditions in London. Non-attendance at worship was a major concern in the capital as it was in provincial cities, for without it Victorian reliance upon self-help and selfimprovement through personal revelation was unlikely. A spiritual resurrection which encouraged reformed personal lives was thought remote if slum-dwellers were not church-goers. 41 Mearns's painstaking research conclusively demonstrated that the poor were not being exposed to church teaching. In London's Old Ford parish, for example, in 118 of 147 houses of the respectable working class nobody went to church. 42 Of 246 families in a street adjoining Leicester Square only 12 ever crossed the threshhold of a church, and in St George's in the East parish 39 only out of the 4,235 attended church, and some of those on an occasional basis only. "Constantly", the pamphlet affirmed, "we come across persons who have never been to church or chapel for 20 years, 28 years, more than 30 years". 43 Compassion, of course, as well as spiritual concern, permeated accounts of the living conditions: "Have you pitied the poor creatures who sleep under 37 J. R. Hay, The Origins of the Liberal Welfare Reforms, 1906 -14 (London, 1975 . 38 Thompson, Housing Up-to-date, op. cit. 39 Ibid. *> Mearns, The Bitter Cry of Outcast London, ed. by A. S. Wohl (Leicester, 1970) . 41 For a synopsis of Victorian attitudes to poverty and self-help, see M. E. Rose, The Relief of Poverty 1834 -1914 (London, 1972 , and the annotated bibliography. 42 Mearns, The Bitter Cry, op. cit., p. 57. 43 Ibid. railway arches, in carts or casks, or under any shelter which they can find in the open air?" 44 Concern for morality was a recurrent issue in Mearns's pamphlet and indeed amongst a large number of Victorians. 45 From the forced, illegal suicides to the household where "nine brothers and sisters, from 29 years of age downwards, live, eat and sleep together" 46 moral objections were raised. Elsewhere a mother "turns her children into the street in the early evening because she lets her room for immoral purposes until long after midnight, when her poor little wretches creep back again if they have not found some miserable shelter elsewhere." 47 Moral concern often focussed on marriage -an unfashionable institution for many. Mearns quoted his experience: "Ask if the men and women living together in these rookeries are married, and your simplicity will cause a smile. Nobody knows. Nobody cares. Nobody expects they are."
48 Such reports were largely duplicated in the Royal Commission on the Housing of the Working Classes, where frequent references to moral degeneracy were cited. 49 Successive bouts of co-habitation caused as much moral concern as anything, both for its own sake and for its impact on dislocated family life. Prostitution was another problem. In one London parish of 10,000 where there were 400 prostitutes, Mearns's conclusion, if morally alarmed, was conspicuously tolerant.
That people condemned to exist under such conditions take to drink and fall into sin is surely a matter for little surprise. We may rather say [. . . ] that they are "entitled to credit for not being twenty times more depraved than they are." One of the saddest results of this over-crowding is the unavoidable association of honest people with criminals. [. . .] Who can wonder that the public-house is "the Elysian field of the tired toiler?" 50 Such atmospheric descriptions of living conditions in the 1880's touched the public conscience, sparked the public consciousness. It was further fired by Booth's and Rowntree's conclusion that at least 30% of Britons lived below the poverty line, a stark revelation in comparison to the Poor Law Commissioners' complacent assessment that recorded only 3% as paupers. 51 More seriously, however, such vivid descriptions captured a 44 Ibid., p. 58. 45 Most contemporary tracts pay some attention to this issue. 46 crisis in Victorian self-confidence, visibly shaken by the evident inability after a century of industrialization to counteract the evils of slum dwelling. It was not, of course, that housing conditions alone directly caused such social ills as prostitution, co-habitation, intemperance, irreligiousness, violence and physical deformities, but the spatial distribution of these closely corresponded with slum housing. Housing and conditions within the home, therefore, became increasingly identified with an assault on wider social problems. This gradual recognition, empirically derived, that the poor lived in such conditions not by choice or through idleness as claimed in mid-Victorian decades, but largely through force of circumstance, specifically the nature of their sporadic employment experience, re-directed attitudes to housing from laissez-faire to interventionism. Contemporary analyses of the labour market offered a sharper perspective on housing problems in the 1880's, which prompted new vigour in the form of slum clearances, council housebuilding, cheap transit, garden suburbs and urban planning in the years before 1914, though achievements in these fields remained modest in relation to the scale of the problems with which they were confronted.
Ill
What was the prevailing approach to housing, therefore, which had generated such grave problems? Since the 1830's nascent liberalism stressed individualism and self-determination. Individuals were therefore responsible for their own welfare. The dictates of the urban labour market, principally the need for an enlarged, cheap and mobile supply of labour, and the regime of factory life together with the restraints upon labour inherent in low wages became the basis of a new social order in earlyVictorian Britain. The social relations of a formerly agricultural country were inconsistent with the requirements of a rapidly maturing industrial power, and in this climate of opinion residual relief responsibilities were fundamentally changed with the self-imposed test of destitution which became an integral part of the New Poor Law of 1834.
52
This prevailing philosophy of self-help and personal responsibility, together with the sanctity of property rights, bears much of the responsibility for the slum conditions so abhorrent to Mearns, Booth and other social investigators of the 1880's. Over the preceding fifty years or so this prevailing non-interventionist philosophy allowed residential building to proceed constrained by only the most minimal requirements regarding structural strength, sanitary and other internal arrangements, building alignment and general building standards. 53 At no other time was a tough building code and active municipal supervision more necessary than during the nineteenth century, when the total population doubled between 1801 and 1851, and doubled again between 1851 and 1901. 54 The urban sector expanded at twice the national rate for much of the century. Even in Scottish burghs, where a stronger supervisory building agency, the Dean of Guild Court, had monitored building activity in many cases from the twelfth century, the 1830's witnessed their emasculation when the reform of local government nominally transferred such duties to the town council, duties which in the prevailing ideological climate were rarely if ever discharged.
55
Local-government reform on both sides of the border in the 1830's, generated in a national political climate of liberalism, carried over that philosophy to the civic level where builders, landlords, developers and other interested parties were, even in the face of mounting urban congestion, able to justify the absence of building controls. Indeed the town clerk of Leeds, in arguing against a bill to ban back-to-back housing paradoxically before Parliament at the same time as Chadwick's Report on the Sanitary Condition of the Labouring Population, was briefed by builders in Leeds who advised him that costs would rise 30% if back-to-back housing were banned, 56 The durability of Victorian housing was such that the life span of houses was frequently 60 or even 100 years. In any one year very small percentages could be added to, or removed from, the housing stock. Consequently the inheritance of those years of uncontrolled building in the early and mid nineteenth century, when urbanization was proceeding very rapidly, meant that this legacy could only slowly be counteracted. Building regulations, adopted in the 1860's and 1870's, might restrain the worst excesses of overcrowded and unsanitary conditions in new properties, but they could not eradicate the defects in the existing housing stock. Only when such defects threatened public safety -and that usually meant when diseases such as cholera and typhus threatened to invade the residential zones of the local political elites -were measures adopted to deal with the worst housing conditions. 59 Even then these were often only instigated by the representations of private individuals, rather than by a reluctant municipality under the limited provisions of the Nuisance Removal Acts.
In this non-interventionist climate the internal structure of the building industry contributed substantially to mid-Victorian housing problems. The character of the product itself, it has already been observed, created a longterm legacy of housing problems. In addition, the minimal levels of capital required to set up as builder, absence of any proven competence, and the 58 continuing surge of urban demand were attractive lures in the conditions of buouyant economic activity. Typically the building firms were small-scale operations. Aspinall has shown that in all the regional subdivisions of England between 70-90% of firms employed fewer than 10 operatives, and 50% employed fewer than 5 men, 60 a conclusion also applicable in Scotland. 61 Such structural conditions encouraged speculation, usually over-optimistic, or at least a construction level which imperfectly recognized changing local prosperity levels. Even where structural changes in demand were perceived, reverse gear was, for the building industry, difficult to engage. 62 In particular the need to complete houses in order to achieve a sale and then repay credit advances frequently led to unjustifiably high levels of building well beyond the peak of the local trade cycle. Such overexpansion implied interrupted building until excess stocks in the housing market were cleared, a process which Cairncross has demonstrated could itself produce long cycles in housebuilding production. 63 It also made for rather tentative builders' responses when local economic conditions did move more favourably, and frenetic building when the trade cycle was actively and consistently on the upward trend. 64 The reproduction of the cycle was thus assured. More seriously as far as housing was concerned, it was these hectic over-speculative upswings in which the bulk of low-income housing was constructed. 65 Often in this phase of the cycle rich pickings could be madein land speculation, developing and building -and this offered a measure of support in the leaner years of the cycle. Quick turnover of capital, skimped standards of construction, defective workmanship became commonplace at such a stage of the cycle, the precise point at which the majority of workingclass dwellings were built. The underlying dynamics of the building cycle have been established for some time, as Weber's building indices produced in Table 4 indicate. However, the component parts of the cycle, for example the timing of public building, the different residential strata, are a more recent development. Latterly further research has confirmed the existence of such cycles in the 1850's and 1860's on a more widespread basis than was previously thought to exist. 66 Though the instability of the housebuilding industry appears to have diminished slightly over the period 1890-1914, its substantial variations were far in excess of those in manufacturing industry. Annual index variations in building output were almost three times greater than overall industrial production. Expressed differently, the instability of the British building industry over a sixty-year period was 168% above the next most unstable sector, textiles, double that of both the engineering and metallurgical industries, and respectively 261%, 345% and 645% greater than chemicals, mining and utilities. 67 These bouts of unprecedented instability in production were partly the consequence of structural conditions inherent in the building industry. They were also attributable in part to the absence of restrictions on the activities of builders. Eventually this combination produced such a degree of instability that it proved unacceptable to both private enterprise and public opinion. Not only did it produce public intervention to control the quality of existing and new housing, and eventually to increase the quantitative supply of working-class housing, it also stimulated a measure of internal reform amongst builders mainly in the shape of collusion to minimize the uncertainty caused by amplitude of fluctuations in production.
IV
It would be misleading to imply that market forces remained completely unrestricted, or that solutions to the housing problem were not forthcoming. In fact three particular approaches were adopted in the period circa 1850-90 as a reaction to the laissez-faire phase which ruled to 1850. That some modifications to non-interventionism existed after mid century should not be seen as a rejection of the liberal philosophy, but as a pragmatic amendment of it, a modification which, based on utilitarian views, extended the liberty of the individual by controlling the encroachment of others.
The first modification came in the realm of public health. Fear of epidemics was a particularly cogent argument for the adoption of restrictive powers upon individuals' activities, and reflected a utilitarian view of social and housing policy which amended the balance of private and social welfare in favour of the latter. It was a housing and environmental crossroads which sparked the public-health movement in the 1850's and 1860's -sanitary inspectors and medical officers appointed by towns, isolation hospitals, slaughtering facilities, control of food markets and so on. 68 This midcentury willingness to consider social costs and benefits coincided with technical solutions to sewage disposal, water storage and pumping, of which the London Metropolitan Board of Works' sewer building and Glasgow's Loch Katrine reservoir are probably the best-known examples. By the 1880's even the smallest towns had access to continuous supplies of fresh, clean water. The "semi-asphyxiated city" 70 was a powerful force for administrative reform and environmental intervention in the Victorian city, albeit reluctantly undertaken.
A second approach was the direct intervention of the municipality and philanthropic interests in the control and provision of housing accommodation. 71 As early as 1851 Lord Ashley's Common Lodging Houses Act controlled the conditions within public lodging houses, and another act of that year, an adoptive, typically passive piece of legislation, allowed local authorities to increase the overall supply of common lodging houses should they so desire. 72 While this type of legislation dealt essentially with the homeless, another type of municipal restraint, the "ticketed tenement" system, was developed in Glasgow and was concerned with working-class housing.
73 Maximum occupancy levels were proscribed according to the cubic capacity of the accommodation, and fixed or "ticketed" to the external door of houses.
74 Enforcement entailed night visits -some 40,000 of them per annum in the 1880's -, but the low number of infractions (4.9%) reflected both the residents' ability to anticipate the inspection and temporarily move out, and the authorities' acknowledgement that alternative accommodation and the capability to pay fines was extremely limited. 75 Poverty clearly was central to the problem of overcrowding, and the need to maintain aggregate household income often meant the sacrifice of domestic space either to lodgers or to ageing family members.
The central focus of this municipal housing activity remained essentially sanitary, as exemplified in the Artisans' and Labourers' Dwellings (Torrens's) Act, 1868, and the Labourers' Dwellings Improvements (Cross's) 70 Public Health Administration in Glasgow, ed. by A. K. Chalmers (Glasgow, 1905), p. 142. These collected papers of Glasgow MOH Dr J. B. Russell provide a useful insight into contemporary professional views regarding health and housing. 71 Act, 1875. 76 The local authority was empowered to require owners to improve individual properties under the 1868 legislation; under the 1875 act they could deal with larger insanitary areas and might require new buildings to replace any houses demolished. In practical terms the 1868 act remained a dead letter, the 1875 act was implemented in only a handful of boroughs outside London, and neither had any force in Scots law. Such initiatives, doctrinally determined by minimal public intervention, yet concerned for the moral and spiritual welfare of urban dwellers, produced a paradox in policy. Their emphasis on slum clearance, transparently necessary by mid century, was undertaken without sufficient regard to the provision of new housing stock; qualitative improvement was seen as unconnected to quantitative provision. 77 It was not the place of the local authority, so it was argued, to construct houses and so invade the preserve of private enterprise.
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This resolute objection to actually building houses was to some extent present in the endeavours of philanthropic organizations. Pauperism, defective living conditions and related social evils were interpreted as a character deficiency which could be overcome by teaching, example and exposure to sound principles of household economy. The emphasis on individualism as the dominant social value dictated that unless and until slum dwellers themselves recognized the error of their ways, until their character was reformed, then transplanting them to alternative accommodation would only reduce that property to the condition of other slums. Or, as the language of an official enquiry put it, pigs created the sty; the sty did not create the pig. 79 Hence the futility of public building until tenants' behaviour was reformed. An extended adherence to laissez-faire principles in relation to housing problems was therefore an integral part of a long-run strategy to reform society. Short cuts, such as municipal housebuilding, 76 For an account of these acts see Gauldie would be only effective in the short term; slum conditions would re-appear unless character deficiencies such as indolence were exorcized. 80 Philanthropic demonstrations, for example the Society for Improving the Condition of the Labouring Classes (founded 1844), Metropolitan Association for Improving the Condition of the Industrious Classes (1841), Peabody Trust (1862), the Improved Industrial Dwellings Company (1863), Artizans', Labourers' and General Dwellings Company (1867), were concentrated in London, though mutual co-operative and philanthropic efforts in many other boroughs also attempted to show by example how well-run housing schemes could alter of residents' living conditions. 81 These agencies introduced design improvements, property superintendents and enlisted unpaid social workers to give guidance to residents. Occasionally the Charity Organisation Society attempted to co-ordinate these efforts but for the most part they remained independent, isolated attempts to grapple with an immense problem.
Such projects achieved much for individual tenants. 82 Aggregatively they accomplished very little. Strained financially, such endeavours were limited to housing those who could keep up regular rental payments; artisans and the more regularly employed labouring class were therefore the occupants of such philanthropic housing. The desire to demonstrate the viability of working-class housebuilding drove many of these organizations to aim for a commercially competitive 5% return on capital, another powerful force for admitting residents capable of maintaining regular rentals. Indeed these charitable attempts may have intensified the housing problem, first by deflecting concern from the real housing crisis, that of the insufficient supply of accommodation for the unskilled labouring population on irregular wages, and second by giving an extended run to the concept of moral reform. A third influence, probably due more to later local-authority housebuilding than to philanthropic activities, was to disincline the private sector to build working-class houses at the lower end of the spectrum for fear that rents, building standards and other operational considerations would be specified either by byelaws or by general practice, thus constraining their independence of action.
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Voluntary housing efforts were unsuccessful for the simple reason that it 80 Royal Commission, First Report, pp. 14-15. 81 For an account of mid-century philanthropic organizations, see Tarn was beyond the societies' resources to help 84 with the scale of the problem, and, consequently, "however worthy they might be, or however piteous their case", 85 the poorest stratum was wholly dependent upon the accommodation produced and rented by private builders and landlords. Even in 1914, after a decade of more active municipal housebuilding, 99% of house construction was undertaken by the private sector. 86 Perhaps more significantly, by 1912 only 15,000 or 0.25% of all dwellings under £20 annual value -that is at the level compatible with working-class incomes -had been built by local authorities and philanthropic efforts. 87 The contribution of public and philanthropic interests, while laudable, were inconsequential in the overall attack upon housing problems.
The third solution to the housing problem was to leave it alone. Indeed it was to leave it behind. Suburban dwelling had a lengthy pedigree, but from mid century, and lemming-like from the passage of the Tramways Act in 1870, the middle class sought isolation from the housing and environmental hazards of the city centre in a suburban setting. 88 Technological solutions to urban mobility -successively suburban railways, horse and electric omnibuses and trams -facilitated this flight from hostile living conditions, allowing the middle class to avoid the housing problem and thus escape any need to confront it or solve it. 89 As the President of the Local Government Board, John Burns, observed during a ceremony to lay the foundation stone of the Bevington Street Housing Scheme in Liverpool, as late as 1910, I want to talk if I may to the people who live at Sefton Park and Wavertree, and to those who live across the river -who are in Liverpool when it suits them and out of it when it pleases them. 90 Referring to the five times greater tuberculosis rate in the Exchange compared to the Sefton Park divisions, Burns drew attention to middleclass responsibilities: "The measure of your immunity from this scourge ought to be the standard of your benevolent help to the poor people." 91 Even here it seems that in 1910 the virtue of private initiatives to combat the housing crisis was being extolled. Suburbanization allowed the abdication of civic responsibility an extended run, and only when confronted by wider issues -national efficiency and security, enfranchisement and political representation of labour, and the problem of social control in a moral vacuum -would the middle class address the deepening crisis. V While Burns's philosophy demonstrated the longevity of Victorian values in relation to housing, the extended ideological experiment which the New Poor Law represented was undergoing some challenges, if few immediate alterations, in the 1880's. Reformation of character as the cornerstone of social amelioration had been given a lengthy trial. Little perceptible improvement had resulted. Specific cases of hostile housing conditions had been cleared or contained under local improvement acts and building byelaws. But statistical indicators of social conditions, for example, the persons-to-house ratio showed a worsening trend until 1881, and the infant mortality rate remained obstinately static until the twentieth century.
A misfiring in the national economy, the rise of imperial Germany with its programme of limited social insurance, and the rise of labour both as a potential electoral force and as a wage-bargaining power in spectacular strikes at the end of the 1880's signalled the impending curtailment of an entrepreneurial free rein. The years immediately preceding the turn of the century posed a question-mark against the existing status quo of British capitalism, and in particular the income distribution and social pattern achieved. 92 It further called into question her abilities to discharge imperial 90 City of Liverpool, Artizans' and Labourers' Dwellings and Insanitary Property: Report of the Housing Committee (Liverpool, 1913), p. 26. 91 Ibid. responsibilities and her international credibility when the distributional implications of industrialization were clearly skewed in British society itself. The imagined dialogue between missionary and savage made the point, devastatingly.
Savage: Is it true, sir, that in the country you come from, low people live by tens of thousands in such a way that it is considered almost impossible to teach them that which you come out here thousands of miles to teach me? Missionary: Yes, [people] live in filth and wretchedness and live and sleep together without regard to age or sex, and quite contrary to the precepts of the Gospel I am now come to teach you.
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The duplicity of standards was transparent. As the writer commented, "we must either realize our religion and its duties", or give it up; "our religion as well as our social institutions are on trial in this matter."
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The challenge to the imperial capability was further dented ten years later in the Boer War, both because of strategic obsolescence in a campaign against a minor military force and because of physical decrepitude amongst significant proportions of British recruits rejected as physically unsuitable for active service. 95 At the Manchester recruiting depot during 1899, 8,000 of the 12,000 presenting themselves were rejected for physical reasons, and only 1,200 were actually thought to be capable of military service. Rowntree, in surveying the recruiting stations in York, Leeds and Sheffield, discovered the army had immediately rejected 26% as unfit, and had had to amend regulations to consider another 29%. Articles and letters appeared in The Times entitled "National Deterioration", and the article by Sidney Webb was headed "Physical Degeneracy or Race Suicide". The implications for national security were ominous. The challenge to existing housing and social philosophy evident in the 1880's and 1890's was therefore more vigorously aired in the 1900's. As a result more active localauthority efforts to add to the stock of working-class housing, partly with greater central funding from the Local Government Board, were undertaken, London County Council being one of the most active in this respect.
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But the most emphatic and telling challenge to the prevailing Victorian approach to housing was directed at its central propositions: the attack concentrated upon the assumptions beneath the outlook on housing. Doubts were expressed by social and sanitary reformers, medical officers of health, evangelical and the more conservative clergy that the scale of the housing crisis and related social ills such as overcrowding, insobriety and moral degeneration could be combatted by reluctant public intervention and a reliance on character improvement. 97 The churches, conscious of their "ill-success" and "unattractiveness" to the labouring classes, recognized as early as 1851 that pious hopes for moral elevation were themselves insufficient; in fact, so concerned were they in mid century about the Christless society that they recommended housing reform as a precondition for a return to Christianity. 98 The concern for irreligious and immoral behavior sprang partly from the genuine desire for the spiritual redemption of the working class, from the sins associated with their living conditions. It owed some allegiance, too, to the desire to appease the collective middle-class conscience in relation to this seemingly intractable problem. But it was also associated with the spectre of social control. 99 Indeed central to the tenets of Octavia Hill, Shaftesbury and others was the role of the home as an agent of social stability. 100 
According to Shaftesbury
There can be no security to society, no honour, no prosperity, no dignity at home, no nobleness of attitude towards foreign nations, unless the strength of the people rests upon the purity and firmness of the domestic system. Schools are but auxiliaries. At home the principles of subordination are first implanted and the man is trained to be a good citizen. 101 Thus the Victorian failure to adequately house the lower-income groups was by the 1880's causing sufficient alarm about morality that it threatened to upset prevailing value systems. Such nervousness regarding the status quo induced the sacrifice of non-interventionism by public authorities in the housing arena. In inaugurating a local-authority housing project in 1910 the President of the Local Government Board revealed that such departures were a means of improving personal responsibility, enhancing citizenship: "a good home developed certain qualities [. . .] necessary in these days, [. . .] and a good home resisted pauperism, diminished dependence, made for sobriety, and [. . .] gave character to the children in a way that nothing else did."
102 Arguably, the principle and the annual cost were a small price to pay for social stability.
The last two decades of the nineteenth century, therefore, contained a frontal assault on the central propositions of Victorian poverty in general, and housing in particular. In the context of extensions in the franchise and increasingly powerful trade unions, the recognition, highlighted by Mearns and others in the 1880's, that the moral crusade had failed stimulated considerable anxiety amongst late Victorians. Personal endeavour and the example and exhortations of charitable and philanthropic organizations had had no effect on the scale of the housing crisis. The recognition of this in the 1880's presented a new prospect: that the housing crisis and attendant problems of social control could not be contained without challenging the traditional organization of society, without some degree of compulsory income re-distribution, possibly by taxation, and without the apparatus of state intervention and public administration.
VI
With this climacteric of the 1880's in mind, what was achieved by interventionism before 1914? Very little, must be the unambiguous answer. The continuation, in many cases the intensification of overcrowding rates, the disease, lunacy and suppressed-child-growth rates cited in Tables 1-3 confirm the size of the problem and the marginal impact made upon it before World War I. The Royal Commission on the Housing of the Working Classes, 1884-85, had officially aired the problem and a lukewarm legislative proposal, not exactly rushed to the statute book, became the Housing of the Working Classes Act, 1890.
103 Part III of this act allowed local authorities to initiate for the first time housing proposals of their own. A great deal has been made of this clause facilitating new building as opposed to the previous slum-clearance policy. The act was, however, adoptive, not compulsory, though by allowing without requiring municipalities to build working-class houses themselves the 1890 legislation acted as a bridge between the voluntarism of the Victorian age and the compulsion of the twentieth century. In 1909 a more glamourously entitled Town Planning Act 104 gave the semblance of structured housing development, utilizing garden-city and Utopian planning ideals which had also developed since the 1880's, as for example at Letchworth, Port Sunlight and Bournville, but this had achieved little by 1914. 105 Only gradually was the framework of housing intervention being developed. Even more slowly was the supply of houses for labourers being increased. London County Council was the most active in the expansion of its housing function, and by 1912 had housed 54,000 people in 9,272 dwellings scattered on 19 principal sites. 106 Even here, however, as the Appendix shows, the occupational composition of London County Council tenants suggests that municipal housebuilding still favoured the skilled worker, for whom the private sector had always been able to construct adequate houses and obtain a commercial return. The Liverpool City Council, the next most active authority, built 2,721 dwellings by 1913, 85% of them following the passage of the 1890 legislation. 107 But whereas these and other councils in Edinburgh, Glasgow, Birmingham, Sheffield, Manchester, Dublin and several London boroughs were active in building block and cottage dwellings for workers, by 1907 only 160 out of 803 urban councils (20%) had done anything under the terms of the act. 108 Interestingly, and providing some confirmation of the artisan rather than unskilled composition of municipal tenants, the average net return on London County Council housing on schemes undertaken before 1906 was 3.6%.
109 Glasgow City Council obtained a 3.06% net return over the years 1897-1902; Liverpool 2.67%. On all municipal housebuilding in Britain undertaken before 1907 the average net return was 3.29% on the accumulated capital investment of £3.66 million. 110 Clearly, this reflected a lesser concentration on artisans than under the philanthropic projects, but it still represented a not unacceptable rate of return in relation to, say, consols before 1914.
More seriously as far as the increase in overall supply of housing was concerned, the extension of public intervention had a significant impact on the building industry. Building byelaws, belatedly introduced, were, it was argued, unduly demanding in structural requirements and obsolescent in relation to technological change, limiting the uses of concrete, steel-framed building and other potentially cost-reducing techniques. 111 More ominously, the local authority as builder and landlord through lower interest rates and land acquisitions could undercut the private sector costs of production. 112 Municipal rents reflected this, thereby imposing a floor upon all rents which was sufficiently low to both deter investors and increase landlords' problems of property management -arrears, maintenance and repairs, eviction, letting contracts and the bailiff. 113 Thus landlords' margins, already eroded in the late-Victorian period, were insufficiently attractive after the boom of the 1900's to expand the supply of private lettings and was reflected in a 40% decline in the capital value of houses during the years 1902-12. 114 For workers the tendency was for rent to swallow an increasing proportion of income as the nineteenth century closed, and thereafter they discovered that their obsolete homes often compared unfavourably both in terms of price and quality compared to local-authority properties.
These conditions, compounded by attractive alternative investment outlets, including gilt-edged securities, produced a haemorrhaging in the overall supply of new housebuilding nationally after 1905, although there were regional variations. 115 Furthermore, while the councils renovated some defective housing at the end of the nineteenth century and added to the volume of new building after 1890, simultaneously they demolished existing accommodation for improvement purposes -street widening, electricity-generating stations, tram depots, tunnels and other transport improvements. 116 Replacement accommodation was at best delayed, sometimes overlooked and occasionally re-sited in peripheral districts, though such failings were less valid in the case of the London County Council, where between 1884 and 190212,504 people were housed as compared with 12,244 displaced through improvement schemes. 117 Thus precisely the haemorrhaging of lower-working-class housing supply, which public intervention was designed to staunch, was intensified by that same intervention through its marketplace impact on the decisions of private landlords and builders. Within the building industry the rise of organized labour, development of compulsory arbitration and conciliation, disproportionately rising labour to total costs of construction, and the rise of the Labour Party on city councils influencing the award of building contracts and strengthening the position of direct municipal building departments were formidable influences which further persuaded private builders to quit the lower echelons of the housing market. 118 In seeking safer, more predictable sections of the market, and in particular the housing of the suburbanizing middle class, the building industry, too, may have demonstrated the business conservatism of which much of the British manufacturing industry has been accused in the years before World War I. 119 Alternatively, they may simply have made an astute appraisal of risk and return, and as a consequence opted out of the market for working-class housing.
VII
The caution with which builders approached low-income housebuilding from about 1880 was compounded by changing circumstances amongst property interests. Landlords' problems centred on escalating tax burdens, which fell disproportionately on property. 120 These fiscal pressures were induced by mounting municipal expenditures resulting from expanded civic responsibilities statutorily imposed in the last third of the nineteenth century. Education, museums and libraries, baths and washhouses, transport, utilities, isolation of infectious diseases, slaughterhouses, sanitary and building control and many other areas of municipal supervision required substantial recurrent annual and capital outlays. 121 Overall local-government expenditure rose by over 300% during the years 1870-1910. m Property, the basis of local revenue, felt the increased burden acutely despite vigourous opposition based on claims of victimization of housing interests, favouritism to land hoarding and speculation, and the inevitable additions to working-class rents due to increased property charges. The average national rate in the pound doubled between 1885 and 1914, when for the most part general prices were falling appreciably. 123 Obligated by statute law, town councils had limited scope for financial manoeuvre, and the squeeze on profitability resulting from increased property taxes hastened landlords to the conclusion that property management for lowincome groups was unattractive. This fiscal assessment reinforced existing trends in the housebuilding sector as investors and property managers eventually recognized that working-class housing was a marginal commercial operation, and the 40% plunge in capital values of London property during the years 1902-12 was the logical result of this appraisal. The demise of private landlords dated from circa 1900, not from wartime rent controls in 1915 or subsidized council housing in 1919. 124 The fiscal pressure experienced by landlords was increasingly felt by tenants. Not only were higher property taxes passed on in weekly rentals, but management strategies more than ever concentrated on reducing rent arrears, minimizing vacancy rates, prompt evictions, and attempts to sequestrate tenants' possessions to compensate for non-payment of rents. 125 The vortex of profitability inevitably prompted intensified conflict between landlords and tenants, as both sides of the rent bargain sought to obtain and defend a marginal advantage. In a sense tension in property relations had been evident since the Small Tenements Recovery Act 1838 enabled landlords to arbitrarily re-possess accommodation without recourse to the courts. Counterbalancing this sweeping power, the tenants' armoury including flitting without payment of rent, wilful damage, and the sale of fixtures, sanctions sufficient to keep the abuse of re-possession powers at bay. But the concern for profitability from the 1870's led to a new crescendo of landlord-tenant conflict, as expressed in revitalized political action groups such as ratepayers' and tenants' associations, the Workmen's National Housing Council (1898), rent strikes (1911-13) in English boroughs and, in Scotland at least, escalating evictions. 126 For example, in Glasgow evictions rose from about 3,2000 per annum in the 1870's to over 20,000 by 1906; landlords' common-law actions to recover rent arrears through the forced sales of tenants' possessions more than doubled 1899 to 1910. 127 These were manifestations of intensified landlord-tenant conflict, founded on a cumulative squeeze on profitability originating from additional fitments and structural standards arising from building byelaws, higher taxes, and landlords' obligations to comply with an increasingly complex code of municipal regulations and procedures. 128 Nor did the politics of housing, circa 1880-1914, offer the prospect of relief to either landlords or tenants. The Conservative and Liberal parties concurred on the inequities of property taxes, but neither made practical headway with the issue. 129 The Conservatives eventually favoured increasing block grants from the Treasury to relieve local financial difficulties, but essentially did not address the problem of the unequal impact of the rates on property-owners. The Liberals, by contrast, sought to switch the burden of property taxes from houses to the land, along the lines advocated by Henry George in Poverty and Progress (1881), where appreciating urban site values were subject to a "betterment" tax which, in the manner of capital-gains taxation, removed the "unearned increment" achieved by the combined impact of population pressure and municipal rather than private improvements. The prospect of appreciating site values encouraged land hoarding, diminished supplies of land for housing, raised land prices and rents, and contributed to the creation and retention of slums and overcrowding. 130 This housing-reform and income-re-distribution proposal offered an integrated assault on working-class housing problems, but its very audaciousness proved a political liability, challenging established landed interests and thus weakening support for the "single tax". Lloyd George incorporated land taxation in the "Peoples' Budget" proposals of 1909, and again resurrected them in 1914 without success. 131 To a certain extent, then, it was the persistence of working-class housing problems interconnected with the land question which ultimately wrecked the radical administrative reforms and re-distributive intent of Liberals in the early twentieth century, and consigned Liberals, landlords and local-taxation reform to the political scrap-heap.
VIII
Few historical solutions are "inevitable"; mainly they represent the conjuncture of specific factors to produce a unique temporal outcome. Council housebuilding was no exception. It was not pre-ordained or inevitable. 132 But in 1914, with the political initiative towards land, property taxation and housing reform in the wilderness, building for low-income families virtually stalled after 1905, impressive real-wage gains of 1.5% per annum, 1860-95, encountering a prolonged plateau, 1895-1914, and co-operative, housingassociation or other self-help approaches at a standstill and unlikely to yield much short-term impact on the scale of urban housing problems, municipal housing represented a realistic approach. Moreover, the ideological purity of laissez-faire had long since been impeached through community concern for and control over public health.
Conceivably Daunton and Thompson are correct to argue 133 that the Edwardian period was a cyclical lull, that something would turn up in due course to address working-class housing problems, and that Continental Europe developed solutions to similar conditions without such reliance on municipal housing. 134 Though such a view is itself predicated on a comfortable liberal ideology, there is cause to take it seriously. It was A. J. Balfour who claimed that "Social legislation [. . .] is not merely to be distinguished from Socialist legislation but it is its most direct opposite and its most effective antidote." 135 Council housing, thus interpreted, reasserted the status quo with employers retaining the upper hand; intervention in the residential sector ultimately facilitated the continued operation of an "invisible hand" and laissez-faire principles by providing a temporary prop to correct the unacceptable distributional implications of Victorian capitalism. Casual employment, irregular wages and a role as shock-absorbers caused by the vicissitudes of trade-cycle dynamics consigned significant proportions of the Victorian working class to primary poverty, obliging them to inhabit defective houses with serious health and environmental implications. So sanitary improvements, slum clearance and, ultimately, council housebuilding and management represented an ideological continuum, geared to the provision of a pool of labour for British industry. Successively, and successfully, they represented marginal ideological concessions in defence of the prevailing value system. 136 In addition, the ascendant star of labour, both party and movement, was perceived as a threat to the free-market precepts of the Victorian age, and may also have been a target for social reformers, viz., to defuse potential militancy, and diffuse it before it had become fully effective and permanently upset the balance of power between labour and capital in British industry. Businessmen were far from absent in the campaign for housing reform in the thirty years before 1914, and, with a question-mark over national efficiency and defence, the issue of the reproduction of labour to boost both production and recruitment cannot be ignored. 137 Victorian housing, "a crucial element in the reproduction of labour power", 138 seriously prejudiced the productive capabilities of industry, and intervention in the housing market as a temporary corrective was ideologically acceptable from the stance of improving the quality and quantity of the workforce. Indeed, local authorities as representatives of the middle class defended non-intervention at their peril. Their immediate mid-century peril was epidemic disease and moral contamination; towards the end of the Victorian age it was a deep-seated unease about the achievements and direction of economic progress, and its impact on the deepening social and moral malaise; after World War I it was the stability of government itself which was imperilled. 139 Even then ideological commitment to laissez-faire was relinquished reluctantly. Only gradually recognized in the Victorian period, the interconnections between housing conditions and the complete individual, between individual physical and mental well-being, and between national economic and military strength were cryptically summarized on the dustjacket of the book 
